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Abstract

This paper considers the complementarity of social, economic and environmental policy
in South Africa, using the mining sector as a case study. The mining sector has been
chosen due to its unique position as a backbone of the South African economy, its
historical significance and impact on social conditions, and its key role in shaping social
policy. The paper considers policy complementarity as critical for social, economic and
environmental development in order to achieve optimal redistributive outcomes, and
develops an analytical framework for assessing policy complementarity through the
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dimensions of “autonomy”, “alignment” and “adjustment”.

The paper assesses the policy complementarity of pre- and post-apartheid policy
mandates; and the intersections between policy actors from the state, the mining industry,
labour and civil society. This analysis finds that intersectoral policy connections are
necessary, but not sufficient, for the achievement of optimal redistributive outcomes.
While South Africa benefits from a robust intersectoral post-apartheid legislative and
policy framework, and progress has been made in several areas, significant challenges
remain as evidenced by the slow pace of legislative reform, institutionalized political
corruption, low levels of trust between stakeholders, differing perspectives on the
meaning of “transformation” and who is responsible for its attainment, and internal
divisions in the labour sector.

The paper concludes that three factors are of particular importance in promoting policy
complementarity: the presence of multilateral platforms to accommodate dialogue and
negotiation between stakeholders to develop the social pacts required for sustainable
development; the retention of sectoral expertise within state structures to enable the
effective intersectoral implementation of policy; and that policy be enshrined in
legislation, protected and enforced by a strong court system.

At the time of their collaboration with UNRISD, Sophie Plagerson and Lauren Stuart
were researchers at the Centre for Social Development in Africa, University of
Johannesburg, South Africa.



1. Introduction

This paper examines the nature of policy complementarity in the South African mining
sector, and the ways in which policy complementarity can support the achievement of
optimal redistributive outcomes. The study develops and applies an analytical framework
that examines the intersections between social policies, economic policies and
environmental policies in their design and implementation. The mining sector is not a
“social policy sector” in the narrow sense of the term but, as this paper shows, it has
played a key role in the development and realization of social policies in South Africa,
both before and after apartheid. While the mining sector has historically held a somewhat
residual approach that views social policy as a response to individual risk and
vulnerability, this study applies an analytical lens that views social policy as a systemic
component of social, economic and environmental development (Mkandawire 2004).

There has been a resurgence of interest in understanding the complementarity of social,
economic and environmental policies. Policy analysts such as James Midgley and
Thandika Mkandawire have highlighted the need for approaches that could overcome the
bifurcation of social and economic policy (Midgley 2014, Mkandawire 2012).
Environmental policy is also a key component of integrated policy analysis for
sustainable development (Elson 2004). The study builds on, and critically assesses, the
premise that joined-up policy is necessary to address challenging issues such as poverty
and inequality in order to achieve redistributive outcomes. Nonetheless, it is
acknowledged that in practice policy intersections are typically played out within state
bureaucracies dominated by vertical structures and in the context of multiple competing
interests. Therefore, the aim of this paper is to understand the nature, strength and
elasticity of the actual linkages between social, economic and environmental policy in the
mining sector and to identify factors that promote or hinder policy complementarity.

Post-apartheid South Africa has developed remarkable frameworks for integrated policy
making. Yet the current climate is marked by political uncertainty which has placed its
democratic governance system under severe pressure, with suspicion both of policy
makers and between government departments. At the time of preparing this paper there
has been a recent spate of dismissals of cabinet ministers—including the Ministers of
Finance and Energy—when at the same time the country is trying to bring its Minister of
Social Development to account for mismanaging the payments of cash transfers to more
than a third of the country’s citizens. These intertwined trajectories of rhetoric and reality
have implications for policy implementation and, therefore, for social outcomes, and form
the backdrop against which the analysis of this paper is conducted.

In section 2 of this paper an analytical tool for investigating policy complementarity is
developed which can be applied in two ways: first, to the analysis of policy mandates as
expressed in major policy documents guiding public policy; and second, to the analysis
of the relationships between the policy actors responsible for implementing public policy.
The framework identifies three dimensions through which complementarity is assessed:
autonomy, alignment and adjustment.

This analytical framework is then applied to the mining sector. Section 3 gives an
overview of the mining sector and section 4 tracks the historical development of policy
mandates in terms of their intersectoral nature, both under apartheid and post-democracy.
Section 5 maps policy actors in the mining sector in terms of their complementarities,
including the state, the private sector, labour and civil society.
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The mining sector has been purposively selected as a case study to illustrate the nexus
between social, economic and environmental policy in practice. There are several reasons
for its selection. First, the mining sector has played a key role in shaping and directing
the contours of social policy. Second, the sector represents a complex intersection of
social, economic and environmental policies that require sectoral and intersectoral
technical expertise for their effective implementation. Third, the mining sector presents a
fascinating example of multiple bilateral and multilateral relationships held in tension
between stakeholders. The industry has evolved considerably over time and is one of the
largest employers of low wage workers. Yet historically the mining sector has had little
regard for the social and environmental dimensions of its operations due to a primary
focus on extracting and shipping bulk minerals to overseas markets. In recent times social
unrest in mining communities has highlighted the social and economic conditions of
workers and off-mine communities. Furthermore, recent attention to climate change
considerations and international commitments has provided new opportunities to scale up
and mainstream significant socioeconomic development as an integral part of natural
resource policy (NPC 2011, UNECA 2011, Evans 2010).

Section 6 concludes this paper by summarizing the ways in which policy complementarity
in the South African mining sector has supported a redistributive paradigm. Analysis of
public policy and mining legislation provides insights regarding the design of
complementary policies and shows how policy mandates have protected the redistributive
agenda over time. The study of inter-stakeholder relations refers to the implementation of
intersectoral policy and provides examples of the mixed impacts of concurrent bilateral
and multilateral policy-making platforms. The case study also highlights a broad
spectrum of views held by different actors regarding the role of the “social” in the mining
sector and the allocation of responsibility for social policy between actors. Overall, the
findings suggest that intersectoral policy connections are necessary but not sufficient for
the achievement of more equitable outcomes for the majority. Institutionalized corruption
has emerged as a key threat to policy complementarity and the achievement of national
development priorities. A final section reflects on three factors that emerged in the study
as significant for the design and implementation of complementary policy making:
legislation and the role of the courts, multilateral stakeholder platforms and the retention
of sectoral expertise within state departments.

2. Analytical Framework

The concept of policy complementarity is central to this paper’s analysis of social,
economic and environmental policy linkages. Complementarity is understood as the
relationships between components of a whole which mutually improve each other's
qualities or compensate for each other’s deficiencies in constituting the whole (Crouch et
al. 2005). Thus, complementarity is defined in the context of a “whole”, or the
achievement of overarching objectives. In this case study the “whole” is the achievement
of sustainable and redistributive goals for the majority of the South African population.
The “components” are social, economic and environmental policy mandates, and their
associated implementing actors.

Specifically, social policy is the main focus of interest, in the context of its relationships
to economic and environmental policies. Social policy is broadly understood as a means
of promoting social well-being, securing a minimum standard of living for all people and
ensuring effective and equitable access to a range of basic goods and services
(Mkandawire 2004: 19, Patel 2015). Social policy channels collective public efforts with
a rich portfolio of policy and institutional instruments in the “spheres of production,
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redistribution, protection and reproduction” (UNRISD 2014: 18). Social policy is thus
concerned with the enhancement of the productive potential of members of society, the
redistribution of resources, the protection of people from the effects of market volatility
and other areas of vulnerability, and the reconciliation of the burden of reproduction with
that of other social tasks (Adesina 2014).

The analytical framework of policy complementarity developed in this study draws on
several relevant literature sources including transformative social policy analysis,
institutional complementarity frameworks and the concept of “embedded autonomy”.
Transformative social policy emphasizes the relationships between social policy and
other areas of policy within a context of addressing poverty and inequality (Mkandawire
2004). Institutional complementarity provides an analytical tool for assessing
convergence between institutional goals across policy sectors (Amable 2015). Embedded
autonomy establishes a link between the internal configuration of the state and its
relationships with other policy stakeholders (Evans 2010).

Three dimensions through which the nature of policy complementarity can be understood
are proposed as a basis for analysis: autonomy, alignment and adjustment. Autonomy
relates to the internal principles and configurations of social, economic and environmental
policy mandates and actors. Alignment and adjustment relate to the relationships between
these areas of policy and between the actors responsible for their implementation. To
investigate policy complementarity in theory and practice, this analysis is applied to:

i.  Policy mandates (expressed in major guiding public policy and legislative
documents); and

ii.  Interactions between policy actors responsible for the implementation of policy
mandates (in this study we include the state, the private sector, labour and civil
society).

We explain each of these three dimensions in turn.

Autonomy refers to the internal arrangements of each “component” that constitutes the
policy “whole”. We include three aspects of autonomy that can influence
complementarity outcomes: technical expertise, such as specialist knowledge of the
potential social impacts of prospective mining operations on communities; administrative
capacity, for example within an environmental department for the sustainable
implementation of waste disposal policy; and freedom from clientelism. A policy
complementarity analytical framework therefore acknowledges the need both for sectoral
policies and for the vertical organizational structures that comprise typical government
administrations. The interface between sectoral and intersectoral policy mandates and
actors is key to complementary policy making. This draws on Peter Evans’ concept of
“embedded autonomy” which describes the concurrent need for an independent and
capable state, free from clientelism, and the need for strong state-society relations,
particularly with the private sector and increasingly with civil society, to support a
nation’s development (Evans 2011). Autonomy promotes complementary policy making
through specialist knowledge in each sector and an efficient and independent
administration which is eager and able to cooperate with other line ministries or policy
actors. Autonomy may hinder complementary policy making when it fails to transcend
inward-looking silo-type cultures, in which narrow agendas dominate and are subject to
rent-seeking behaviour.
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Alignment (or coherence) expresses the extent to which policy frameworks and policy
implementation strategies are conceived, planned and implemented as interdependent and
aligned to similar cross-sectoral goals (Amable 2015). The overarching goals represent
the “whole” to which different components of public policy mandates and institutions
belong. This dimension of alignment highlights the degree of intentionality with which
policy documents and policy actors design and implement policy according to a broad
intersectoral mandate. Furthermore, we recognize that within complex systems certain
sectors or departments may be identified to play a dominant role, with other sectors or
departments in a supportive role. This sets up hierarchy as an important concept in relation
to the analysis of policy alignment (Amable 2000). Hierarchy refers to the extent to which
one policy sector is mandated to drive other sectors, or perceived to have dominance
among policy actors, within a coherent system. Importantly for analytical purposes one
must identify against which overarching goals complementarity is being assessed (for
example social and economic policy might be complementary for the sake of achieving
economic efficiency but not for achieving redistributive efficiency) (Amable 2015). In
this paper, complementarity of social, economic and environmental policy is defined
against the broad goals of achieving redistributive and sustainable outcomes for the
majority of the population, in line with the overall project theme.

Adjustment results from sociopolitical negotiations and compromises rather than
coherent policy alignment. This form of pragmatic complementarity differs from strategic
alignment because it lacks intentional alignment with overarching goals that transcend
narrow sectoral or institutional interests. Adjustment is dependent on an expedient
overlap between different policy agendas. The extent to which policy frameworks and
policy actors’ agendas overlap provides an indicator of the strength of intersectoral
linkages. An analysis of adjustment within policy frameworks and between policy actors
is an indicator of the degree of equilibrium or instability in policy processes (Samson et
al. 2015).

Combined, the concepts of autonomy, alignment and adjustment give an indication of the
level of intersectoral synergy, or lack thereof, for the purposes of achieving national
development priorities. Table 1 summarizes this analytical framework.

Table 1. Complementary policy analysis—alignment, adjustment and autonomy

Dimension Policy mandates Policy actors

Autonomy To what extent do policy mandates What levels of technical expertise do
recognize the intrinsic values of social, | policy actors and institutions have? To
economic and environmental goals what extent do they have independent
respectively? administrative capacity or are they

Avre sectoral policies informed by high | subject to clientelism?
levels of technical expertise?

Alignment Do policy mandates propose a Do policy actors share a common vision
coherent vision for complementary for redistributive and sustainable
policy making? If so, what is the outcomes for the majority of the
overarching goal? population?

Avre any hierarchies between social, How is this vision or lack thereof
economic and environmental policy reflected in the relationships between
goals envisaged? actors?

Adjustment Are there areas of intersectoral What overlap, if any, is there between
ambiguity in defining the roles and social, economic and environmental
relative influence of social, economic institutional agendas?
and environmental interests? How are these different agendas

negotiated in the relationships between
policy actors?
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This paper applies the framework contained in table 1 through a literature review to
answer the following research questions: In what ways does policy complementarity
support the achievement of redistributive and sustainable outcomes?

e Interms of policy complementarity in policy design: What are the intersections
between social, economic and environmental policies in policy mandates (public
policy and legislative documents)? In what ways have these supported a
redistributive paradigm?

e In terms of policy complementarity in policy implementation: What are the
intersections between social, economic and environmental policies in the
implementation of policy through the actions of the state, the private sector, labour
and civil society? In what ways have these intersections supported a redistributive
paradigm?

3. The Mining Sector in South Africa—Overview

Mining has shaped the social, economic and environmental landscape in South Africa
like no other sector. The sector comprises all mining and quarrying activities, supplier
industries and downstream beneficiation of the minerals that are mined. Though now in
decline, the mining sector has formed the bedrock of the South African economy since
minerals were first discovered in 1886. Endowed with a rich diversity and abundance of
natural resources, South Africa is a leading producer and supplier of more than 50
different minerals including gold, platinum and coal. In 2013 there were 1,712 mines and
quarries producing primary commodities (RSA 2015). Mining has evolved to become
highly sophisticated, has provided the impetus for the development of extensive physical
infrastructure and has incentivized the development of other industries, such as
manufacturing, financial and legal services (NPC 2011).

Economic, employment and wage statistics reflect a multifaceted picture of the industry.
In 2016, mining directly contributed 7.3 percent to total gross domestic product (GDP) in
South Africa (down from 14.7 percent in 1994) (CoM 2017). The sector accounts for a
quarter of foreign direct investment, and a third of merchandise exports (Cronje et al.
2014). In 2010, Citigroup valued South Africa’s mineral resource wealth as the largest in
the world (USD 2.5 trillion), yet with one of the lowest rates of new investment growth
(Harvey 2016). In 2016 455,109 people were recorded as directly employed through
mining (CoM 2017).! This figure represents 5.4 percent of all those employed nationally,
and has steadily decreased from a figure of 832,000 in 1986. With regard to wages, the
Chamber of Mines calculated that total gross wages rose by 10.3 percent from 2014s ZAR
101.2 billion to ZAR 112.8 billion in 2015 and that the average annual gross wage of
ZAR 205,200 per person in 2014 increased by 14.7 percent to ZAR 235,400 in 2015
(CoM 2016). Despite the increases in worker wages, wage inequality in the sector remains
acute. In 2013 it was estimated that the Chief Executive Officer (CEO) of the mining
company Amplats earned ZAR 117 for every one South African Rand earned by a miner
on a wage of ZAR 12,500, a ratio comparable to other companies in the sector (Hobbs
and Horne 2015).

From an environmental perspective the energy-intensive nature of mining and pressing
demands for increased energy generation have clashed with water scarcity constraints,
climate change commitments and the need for the industry to reduce its carbon footprint
(RSA 2017). The impact of the mining sector on the environment has attracted attention
and advocacy from lobbying groups (Hamann and Bezuidenhout 2007). Acid mine

1 For comparison purposes, the Quarterly Labour Force Survey (2014, 4th quarter) reported a total of 10.9 million
workers in the formal non-agricultural sector (Statistics South Africa 2015).
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drainage is a major problem requiring major expenditure to be addressed. Farming
communities have decried the effect of mining-related pollution on agriculture with soil
degradation and water pollution leading to decreased yields and damaging health impacts,
particularly as a result of coal-mining. While the management of such environmental
effects during and after the operation of mines has received attention from policy makers,
critics have denounced poor enforcement standards (NPC 2011).

Politically, the situation in South Africa reflects the internal conflicts of the mining sector.
The lethal shooting by police of 34 miners at Lonmin’s platinum mine at Marikana in
August 2012 starkly showed the unresolved and contested nature of relationships within
the mining sector. Perceptions of risk for investors and for miners alike have come to the
fore in negotiations, and a polarization in attitudes to mining is widely evident. Against a
national backdrop of declining mineral assets and an international context of mineral
resource price volatility, mining is still viewed as a sector of comparative advantage in
the South African economy with expectation for the mining sector to support the
achievement of social and economic goals (Jourdan 2014). In 2015 the mining sector was
described by President Jacob Zuma as “a backbone of the economy” (Zuma 2015). Yet
the political establishment is also perceived as hostile to the mining sector, seen as a
vestige of apartheid social and labour relations. In light of its multiple roles, and the role
of the mining industry in the history of South Africa, it is perhaps not surprising that the
South African state is viewed as both hostile to the sector and as obsequious to it; as being
both non-interventionist and overly interventionist (Cronje et al. 2014).

Importantly for this study, the mining sector has played a key role in shaping social policy.
Through a rapid process of industrialization and urbanization the mining sector has
transformed “political and social structures. ..from those characteristic of a predominantly
agrarian society to those of a highly developed industrial society” (Patel 2015: 33). The
racialized nature of this process resulted in large-scale poverty, with exploitative and
cheap migrant labour systems developed to produce high rates of profits. Subsequently in
the wake of the transition to democracy, labour structures were:

Restructured under the impact of a complex, diverse and often contradictory range
of pressures that could be described as a triple transition, with political, economic
and social dimensions. The political transition from authoritarianism to democracy
had created a range of new rights; the economic transition from a domestically
oriented economy to a more globally integrated one had led to widespread
retrenchments and informalisation of work; the social transition from apartheid to
a post-colonial order had impelled profound processes of redistribution of power
and access to resources, occupations and skills (Von Holdt and Webster 2005: 4).

Nonetheless, despite these paradigmatic shifts, current social protection systems provided
by the state and the private sector still struggle to address the geographic and
socioeconomic legacy of disparity produced by past discriminatory efforts to divorce
responsibility for economic production from provision for social reproduction.

The policy frameworks and policy implementation actors create a complex milieu in
which social, economic and environmental linkages are played out in the mining sector,
in ways which we discuss in the sections that follow.
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4. Policy Mandates: Autonomy, Alignment and
Adjustment

In this section we give an overview of policy and legislative documents in the apartheid
and democratic eras. We refer to these documents collectively as policy mandates because
the aim is to identify the major direction of policy in each period. Major documents or
clusters of documents, which together constitute a policy mandate, are described in terms
of their autonomy (how they defend the intrinsic value of social, economic and
environmental goals), alignment (how they propose a coherent vision for complementary
policy making, and which sectors are prioritized) and adjustment (areas of intersectoral
ambiguity that allow for instability in relations between stakeholders).

4.1 The apartheid era: Dominance of economic interests and
inequitable social engineering

Policy frameworks that shaped the mining sector under apartheid were not aligned with
overarching distributive aims for the majority of the population, but with discriminatory
goals that advanced the well-being of the minority white population above that of the rest
of the population. Within this dispensation a rigid hierarchy of interests propelled
economic concerns linked to capitalist development to the centre of the mining sector,
which acted as the engine of industrialization in South Africa. Mining activity under
apartheid was legislated for sparingly under the Mines and Works Amendment Act of
195623 (Sorensen 2011b). The Squatters Law Act of 1895* and the Natives Land Act of
1913° deprived large sections of the Black African population of their land, thus coercing
them into wage labour on the mines. The structure of labour procurement during apartheid
entrenched an injurious legacy characterized by “migrant labour, the compound system,
unsafe work conditions, labour repression and economic exclusion” (Leon 2012: 8). The
consequent decline in rural subsistence economies resulted in mass poverty. Social and
spatial control was further enforced through the Pass System® which controlled movement
to and from the mines and contributed to a cheap migratory labour force, land
expropriation and forced removals (MacMillan 2012). Throughout the greater part of the
twentieth century unions in the mining industry were violently crushed by companies and
the apartheid state, and only in 1982 were African mineworkers able to form the National
Union of Mineworkers (NUM) (Bezuidenhout and Buhlungu 2010).

Public policy subscribed to racially differentiated goals and to the primacy of economic
interests. It lacked regard for social and environmental concerns which were implicitly
subordinated to the driving economic profile of the mining industry. The administrative
and technical autonomy of these policy sectors was limited, as was the space for
negotiated policy adjustment between economic, social and environmental policy. The
reluctant extension of social security benefits to the non-white population over time was
driven by economic factors, through an acknowledgement that poverty impacted on
labour productivity and therefore had a negative effect on economic output. Similarly,
environmental legislation under apartheid was not prioritized and was deemed
unnecessary until the 1980s. In line with growing international attention to environmental
issues, a milestone in environmental regulation was reached with the passing of the

Mines and Works Amendment Act No. 27 of 1956.

See Figure 1.

Squatters Law Act No. 21 of 1895.

Natives Land Act No. 27 of 1913.

Pass laws limited the movements of black African citizens by requiring them to carry pass books when outside their
homelands or designated areas.
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Environment Conservation Act of 19897 “for the effective protection and controlled
utilization of the South African environment”.

Overall apartheid era policy mandates lacked alignment between the social, economic and
environmental dimensions of mining. Economic interests in the mining sector had a clear
lead role. A discriminatory social engineering policy was simply instrumental in
supporting the economic pre-eminence of mining interests. Similarly, environmental
interests had very limited autonomous representation in apartheid policy.

4.2 The democratic era: Rewriting the linkages in
public policy documents

The reform of the formerly exploitative mining sector was a major concern of the first
democratic Government, inaugurated in 1994. The timeline in Figure 1 summarizes some
of the major public policy documents and mining legislation that have shaped the
trajectory of policy intersections in mining. The list is not exhaustive since many other
legislative documents such as the Labour Relations Act of 19958, the Broad-Based Black
Economic Empowerment Act of 2003° and other related acts have also played a
significant role in giving substance to the policy mandates governing the mining sector.

Figure 1: Public policy and mining legislation documents

1994
Reconstruction
and 1996 1996 Growth, 2010 New 2013 National
Development Constitution of Employment and Growth Development
Programme South Africa Redistribution Path Plan
sV A v
i) i) i 1 A T i
1956 Mines 1991 1998 National 2002 Mineral and 2004 2008 NEMA 2014 National
and Works Minerals Environmental Petroleum Mining AmeRg{T]ent Environmental
Act Act T Resources Charter Management
Act Development Act L5

[1 Minina ledislation [ Public policy and legislation

Source: Adapted from Report on the Implementation Evaluation of the Effectiveness of Environmental
Governance in the Mining Sector (RSA 2017)

Legislative and policy documents formulated in the immediate post-apartheid era
established a strong normative commitment to integrated policy, showing a commitment
to a holistic view of social, economic and environmental policy, and demonstrating a high
degree of coherence in alignment with redistributive and non-racial goals. As the
following discussion shows, the level of strategic alignment between social, economic
and environmental policy has arguably decreased over the past two decades as subsequent
policy iterations have accommodated more disparate ideological positions.

In order to redress the skewed distribution of social and economic opportunity and to
begin the process of reintegrating South Africa into the global economy, the Constitution
of South Africal® affirmed the interconnectedness and indivisibility of social and
economic rights, and upheld the principle of social justice for all with a special emphasis

Environmental Conservation Act No. 73 of 1989.

Labour Relations Act No. 66 of 1995.

Broad-Based Black Economic Empowerment Act No. 53 of 2003.
0 Constitution of the Republic of South Africa (Act 108 of 1996).
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on the needs of the most disadvantaged (Patel 2015). Concerning the relationship between
social and environmental policy, the Constitution introduced an increased level of
strategic integration between the natural and human aspects of environment policy that
were inherited by the 1994 Government as isolated and incoherent (Steyn 2013). It also
reflected an awareness of the compatibilities and trade-offs between environmental and
social goals, focusing on prioritizing people's needs while safeguarding the country's
natural assets. The 1996 Constitution outlined an obligation to ensure that nationally
beneficial mineral exploitation did not compromise the health of the environment or its
people, present and future, and made the connection between the environment, the
economy and its people by entrenching “the right to have the environment protected
through reasonable legislative and other measures that prevent pollution and ecological

degradation. .. while promoting justifiable economic and social development”.!!

The 1994 Reconstruction and Development Programme (RDP) policy framework was
closely aligned with the Constitution, being socially oriented with a strong redistributive
remit. The RDP recognized that poverty and environmental degradation were closely
related and that improvements in living conditions, access to services and access to land
would all contribute to reducing negative human pressures on the natural environment in
the country. The RDP introduced sustainable development as a guiding vision for
ensuring participation, equitable use of natural resources, and protection of working and
living environments, in alignment with international agreements (RSA 1997). The
challenges in achieving the Government’s ambitious social goals that the RDP had come
to symbolize were complicated by several administrative and institutional factors, and
converged with political contestations (Patel 2015).

The subsequent introduction of the macroeconomic Growth, Employment and
Redistribution (GEAR) policy in 1996, which coincided with the abandonment of the
RDP programme, represented a decisive moment in the trajectory of South African public
policy. GEAR marked an ideological departure from the notion of integrated centralized
planning of social and economic policy, as envisaged by the RDP strategy. It also aligned
with global trends toward more conservative economic policies following the fall of the
Soviet bloc (Schaling, Horne, and Hobbs 2016). GEAR did not mention the need to
accommodate environmental considerations in central economic and social planning and
rather focused on rapid routes to economic growth including areas that constituted a
source of environmental degradation such as the expansion of heavy industries and an
increase in the rate of natural resource exploitation. GEAR was widely criticized by trade
unions and sectors of civil society as prioritizing a conservative economic policy in
response to pressure from national and global business interests at the cost of its previous
commitment to social goals (Seekings 2013). While GEAR still held to a redistributive
agenda (social spending did not increase but neither did it decrease in this period), it
privileged economic development and growth as a means to tackling poverty and
unemployment (Patel 2015).

The 2010 New Growth Path (NGP) policy strategy responded to the global financial crisis
of 2008-2009 and sought to recalibrate the relationship between economic and social
policy in line with a more redistributive mandate. The financial crisis verified that
unregulated markets were neither sustainable nor capable of producing the required social
well-being outcomes (Patel 2015). The NGP document envisaged the possibility of trade-
offs between market-oriented policies and those supporting employment and equity (van
der Westhuizen 2015). The NGP further encompassed a vision for renewable energy

1 Sections 24(a)(b) of the Constitution of the Republic of South Africa, Act No. 108 of 1996.
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strategies, referring explicitly to jobs in the green economy, for example in the area of
construction and maintenance of “‘environmentally friendly infrastructure”” (Rennkamp
2013). However, the mining sector is also referred to as having an important role for job
creation through the exploitation of coal and metals for export, and the generation of
electricity (Rennkamp 2013). These changes indicate a return to the integrated approach
that underpinned the RDP, with social goals accompanying rather than preceding
economic goals. However, critics have highlighted that the trade-offs between wages,
employment, productivity and profitability were acknowledged but not confronted. They
view the NGP as an idealistic vision of an inclusive economic growth course but lacking
the gravitas to address recognized structural and institutional hindrances (Nattrass 2011).

Not long after the NGP was endorsed the National Development Plan (NDP) was
accepted by Parliament. While the two policy strategies have been presented as
compatible, the NDP has overtaken and overshadowed the NGP to some extent given its
broader scope. Economic growth, increased productivity, poverty reduction and the
building of social cohesion are all present in the NDP’s future policy vision (Patel 2015).
The NDP highlights the importance of national planning and envisages a leading role for
the state as coordinator and mediator of social, economic and environmental policy,
channelled toward the elimination of poverty and inequality by 2030 (NPC 2011). Subject
to these overarching priorities the NDP acknowledges the fundamental need for a
redefinition of the previously exploitative relationship between the environment and the
economy along a sustainable, climate resilient and low carbon development path
(Rennkamp 2013). In some ways the NDP establishes a broad, unifying and compelling
base for public policy in South Africa. Yet it represents a multiplicity of voices (not
necessarily aligned), holding both to a “redistribution through growth’” paradigm as well
as a normative approach to social and economic justice (Patel 2015, van der Westhuizen
2015). Its broad representation creates space for tackling complex issues such as
unemployment but the lack of alignment between various facets of policy (for example
market-oriented approaches and a social transformation agenda) may limit momentum
for action going forward. In this sense, the NDP is more multi-sectoral than intersectoral
in its outlook, lacking a coherent strategy to identify synergies and overcome intersectoral
tensions.

The NDP takes multiple approaches to mining. It promotes mining as an economic driver
and identifies strategies for expanding mineral production and exports (NPC 2011). In
terms of linking mining to social outcomes, the NDP encourages mining companies to
invest in enterprises that are owned by historically disadvantaged South Africans and
supports preferential procurement for these groups (Phaladi and Odeku 2015). The NDP
emphasizes the potential for labour-absorbing and local economic development by the
mining sector through supplier industries (such as capital equipment, chemicals and
engineering services) and beneficiation. Regarding the environment, the NDP proposes
both mitigating measures, such as carbon-pricing, as well as a long-term shift toward a
low carbon future, requiring considerable investment in renewable energy sources to be
funded by current revenue flows and through changes in the taxation regime.

In summary, this overview of several public policy documents show that despite the
partial unfastening of the strategic ties between social, economic and environmental
policy, and the twists and turns in the articulation of policy intersections over the past 20
years, there has been a remarkable continuity and frequent returns to the guiding
principles of the Constitution (for example in the NDP). While the linkages between
social, economic and environmental policy are subject to different ideological premises,
it can be argued that the firm legislative basis established in the Constitution has
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restrained excessive oscillations away from the founding vision of cohesive policy with
a redistributive and sustainable remit. The guiding role of the Constitution can be seen in
the ongoing importance accorded to social goals and their articulation within policy
documents. While the nature of its relationship to economic and environmental policy
remains contested, its importance has not been questioned and remains pivotal to current
policy frameworks.

Nonetheless, disparate views on the appropriate hierarchies of social and economic policy
(for example should growth precede redistribution?) have loosened the level of intentional
integration within policy frameworks and accommodated a more pragmatic negotiated
view of policy needing to overcome possible trade-offs between the economic and social
sectors. The discussion shows how a growing level of autonomy in the conception of the
environmental sector within policy mandates has developed, together with an
understanding of environmental protection as an end in itself, to be radically de-linked
from previous adverse and exploitative linkages with the social and economic sectors.
Yet environmental concerns have tended to be subordinated to social objectives and thus
have not been mainstreamed to the extent envisaged in the earliest democratic policy
documents, such as the Constitution and the RDP.

4.3 Mining legislation in the democratic era

Mining policy development has mirrored the broader policy milieu described in the
previous section. This section shows how the post 1994 legislative landscape has reflected
a growing awareness of the need to regulate and protect the autonomy of social and
environmental rights. It has introduced integrated economic, social and environmental
approaches to regulating the mining industry in order to manage the trade-offs between
multiple interests and goals. Yet in the documents discussed below there is an
increasingly limited degree of overall coherence and a much greater reliance on a series
of negotiated adjustments between social, economic and environmental aims and the
actors that they represent. The twists and turns in legislation point to the real challenges
in achieving a streamlined and cohesive approach. As a result, sectoral hierarchies
continue to be in flux with a lack of consensus around social, economic and environmental
priorities. T